Introduction
This paper is focusing on the role of activation policy in the active society. The politics of the active society is to promote active and self-reliant citizens. There is a widespread consensus among the OECD and EU countries about the blessings of the active society. One of the cornerstones in the active society is workfare policy. However, under the banner of workfare policy there are major differences between the countries in how they try to achieve the goals of the active society. Firstly, the paper is dealing with these differences in activation and workfare policies and their different outcomes. Secondly, at the national level it is discussed weather the Danish activation policy should be perceived as enabling or coercive. It is argued that perceptions of Danish activation policy as either enabling or coercive are oversimplified and even misleading judgements. The real world of activation policies and projects display both enabling and coercive features. Thirdly, to show some of the problematic features of Danish activation policy the paper presents results from a study of activation policy and projects in the deprived city district of Kongens Enghave in Copenhagen.
1 It is pointed out that the recent totalisation of activation policy means that even extremely marginal people are now target groups of activation policy. Especially marginal men are by the local social workers perceived as "heavy cases" and difficult to deal with. For many of these "heavy men" participation in activation project is experienced as problematic and not enabling, and for those who have participated in activation projects numerous times activation is experienced as empty ritual acts. Fourthly, in conclusion it is claimed that contemporary politics of the active society in Denmark seem to have too much emphasis on the active part and too little on the caring part of citizenship.
The active society
The old welfare state regimes are everywhere undergoing transformations and the concept of the "active society" has been used, among others the OECD, to catch the turning away from governing through society (Walters 1997) . The welfare state society was built on the premises that it should foster integration and harmony between the different classes in society. The welfare state societies shaped -although in very different ways -boundaries and divisions among those who were supposed to perform waged labour and those who were not; especially a division between the male breadwinner and the home working wife. The old national welfare states therefore shaped different kinds of gender, ethnic, generational etc. models or regimes, which have paved different roads into the active society. In contrast to the welfare state society the active society is, in principle, striving at making all citizens workers. The active society is perceived as the best or only way of combating poverty and social exclusion (OECD 1990) . 2 However, it would be a mistake to argue that the active society has replaced the welfare society. It seems more reasonable to argue that there is a growing emphasis on governing society through activating the individual in numerous wayspreferably through labour market participation, but also through voluntary social work and community work. Furthermore, the active citizen is supposed to be active in all matters concerning themselves and their family.
A crucial governmentality issue in the creation of the active society is the relocating of obligations and responsibilities to the community level. In the Danish political debate about the future of social policy state interventions and state financing of social programmes is still seen as being crucial for the welfare of citizens, but in Denmark there is an increasing emphasis on the role of communities and the "third sector". Paradoxically, in the midst of the increasing processes of individualisation there has been a new emphasis on the community. The contemporary processes of individualisation are circumscribed by a new communitarian ethic. This communitarian ethic is, however, exactly reinforcing the plight of the citizen to be active. In the Danish context this is made clear by the following statement of the former Social Democratic Minister of Social Affairs Karen Jespersen reflecting -while she was still Minister of Social Affairs -upon the "social" challenges faced by the Danish society:
"Today it is more about improving internal rather than external well-being. It concerns the fact that many people are lonely and are in need of self-esteem and social networks, they simply do not have a sense of belonging. It concerns a poverty problem which the government on it's own will not be able to deal with. Individual citizens must, to a much greater degree, take responsibility for others at work, in residential areas, within the family, in organisations etc. Particularly, it is about people being able to take responsibility for them selves if we are to move away from the fact that many people are being taken care of via public funding. This does not mean that government participation should decrease, but that it needs to change. The government should strengthen individual citizen's professional, social and personal expectations with the goal of having them being self-sufficient and become active participants in society's community. Thus we need to have individuals and their opportunities as a central political focal points.
However, people only become strong and able to help themselves if they are part of strong communities, in which they take coresponsibility." (Jespersen 2000) When I emphasise this statement by the former Danish minister of Social Affairs, then it is not only because it expresses a general tendency in Danish social policy thought and practice, but that this is also happening in other European countries. At the EU level, great emphasis is being placed on community action programmes, partnership models, and welfare mix that are being promoted as "good practice" within the social policy arena. That is co-operation and a division of labour between private, public and volunteer actors and organisations regarding the production and delivery of welfare services.
The implication of the move from a "welfare society" to an "active society" and with this a move from "citizenship rights" to "active citizenship" is "… a new emphasis on the personal responsibilities of individuals, their families and their communities for their own future well-being and upon their own obligation to take active steps to secure this" (Rose: 1996: 327-28) . Rose terms this new governmental way as government through community. Community has become a spatialization of government. It is characterised by a governing "… through regulated choices made by discrete and autonomous actors in context of their particular commitments to families and communities" (Rose 1996: 328) . Urban renewal programmes, for example, try to re-invent and reconstruct certain inner-city areas as "communities" by mobilising local groups and actors in these community construction projects. In these community construction processes marginal people are to be "empowered" by experts teaching, coaching and persuading them to conduct themselves in relation to some particular norms and to be able to achieve rational self-management.
Activation as a cornerstone in the active society
There are many different interpretations of the background and the motives for the promotion of the active society. However what should be clear from the start is, as implicated in the quotation above, that the concept of an active society is not only a neo-liberal invention. Almost every party support the idea of an active society and it does indeed lie at the heart of the third way Social Democratic political rhetoric and practice. The concept of an active society is, however, a very imprecise concept, which embraces very different approaches of whom to make citizens active and on what terms. But one clear notion in the concept of the active society is self-reliance. Self-reliance is a dominating element in the reshaping of social policy (Halvorsen 1998) . The concept of self-reliance involves a strong emphasis on the individual and on the will to work. Self-reliance is seen as the opposite to (welfare) dependency. Walters (1996) argues that unemployment and the unemployed has become a guinea pig in the search for solutions that make people "active" and self-reliant. Especially in the field of unemployment management a whole series of new social technologies are employed to make the subject "active", for example action planning and contractual-style "agreement" between the social benefit claimant and the welfare agency. Accordingly, one of the corner stones of the new active society is activation policy. Active labour market policies are definitely not a new phenomena, but there is clearly a difference between the old active labour market policy and the new activation policy. Firstly, activation policy is much more focused on the supply side than on the demand side. Secondly, because of the focus on the supply side the single individual is at the centre of policy initiatives. It is interesting to note that many of the people that are now considered as target groups of the activation policy were formerly active on the labour market or were actively seeking jobs but due to the employment crisis and changing labour market conditions they were either laid off or were not able to get a job. Now activation policies seek to mould these people so that they fit into these changed conditions on the labour market and if they are not able or willing to be "transformed" individuals suiting the new conditions on the labour market they are classified and stigmatised as lazy, marginal, heavy, deviant etc and as belonging to a dependency culture.
3 There seems to be a strange shift in the demanding 3 However, summing up the findings from several comparative studies of work commitment in the EU countries Gallie (2000) concludes that: "The comparative evidence then provides little support of the view that the unemployed are less motivated to be in employment than others and, with the exception of married women in gender traditional countries, there is no evidence that such motivation is adversely affected by relatively high levels of unemployment benefits. Overall the emphasis placed on the dangers for work motivation of welfare systems seems to be sharply contradicted by the evidence." (Gallie 2000: 5) Especially evidence from the Nordic countries disproves the thesis that high welfare benefits are lowering the incentives to work. The highest commitment to work was found among unemployed in Denmark and Sweden followed by the unemployed in the Netherlands -all three countries with high benefit levels for the unemployed.
part. Earlier on the labour movements and unemployed people demanded of society to create jobs for the unemployed and marginal people. Now the demanding part is "society". Demands have been turned into obligations on behalf of society, but on terms that often do not meet neither the expectations and needs nor the experiences and qualifications of the unemployed person. The idea of the active society based on workfare initiatives builds on an asymmetric relationship of rights and obligations since focus is overwhelmingly on the single individuals obligations to be active and self-reliant and much less on governmental obligations to combat discrimination and structural barriers against inclusion on the labour market on decent terms.
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Social policy is to day increasingly seen as part of policies moving or pushing people towards the active society. In that sense social policy is also much more labour market orientated than before and its objective is primarily seen as labour market integration of marginal people. This is reflected in the measures employed in that they seek to break down the division between work and welfare (Walters 1997) . At the policy level there is no longer a clear distinction between workers and nonworkers.
Rights and obligations in the active society
Across the political spectrum -from "third way" Social Democrats to neo-liberals and conservatives -there seems to be a consensus about the principle of reciprocity: no rights without obligations. Kildal (2001) argues, however, that the idea of justice inherent in the reciprocity-based welfare policies has been set aside in the implementation of workfare policies. In contemporary society labour market conditions are rapidly changing, and so are the welfare system, the family and the civil society. Therefore, according to Kildal "The obligations to work raises important questions about the availability of jobs and the level of pay necessary to lift families out of poverty. If the goal of welfare policy is to make poor citizens self-sufficient, this goal is a cruel joke if the jobs are not secure or if they don't provide decent working conditions." (2001: 13)
The concept of workfare has, as so many other concepts, been imported from the US. Workfare programmes in the US have aimed at "end welfare as we know it" (Walker 1999) by "work-foryour-welfare" (Nathan 1993). 5 The Anglo-Saxon countries (Britain, Australia and New Zealand) adopted related policies. Workfare can be perceived as an instrumental means for the shaping of conduct. Dean (2000) argues that government is not only about various forms of "conduct of conduct" 6 and of governing through freedom but also about governing by power and violence. Dean reads workfare as micro-violence, that is a symbolic and treat of violence as it is accompanied by an ultimate sanction of withdrawal of assistance and then the means of life as well as a designation of life which is deemed "unworthy". Especially in liberal welfare states such as the American and Australian it appears to be a paradox that the highly valued and protected personal freedom, for example in relation to unemployed social assistance claimants has been violated by intrusion into spheres of privacy and individual volition. Shaver (2001) argues that the new Australian Welfare Reform fundamentally has changed the relation between the citizen and the state: "Hidden in the shift from rights to conditional support, and from sovereignty to supervision, is a withdrawal of freedom of selfhood as the price of welfare assistance" (Shaver 2001: 13) . However, calling into question the self-understanding and self-evidence of the liberal mode of government Dean (2001) is arguing that liberal governing "… in the name of freedom… concerns how to use the full range of governmental and sovereign technologies from persuasion, encouragement, seduction, enticement, obligation, petty humiliation, shame, discipline, training, and propaganda, through to violence -in its different forms -and the symbolic and threat of violence, in a manner which can be reconciled with the claim, always understood nominalistically, to govern liberally, to govern in a free political culture, to govern in the name of freedom, to respect individual liberty, or to govern through freedom." (Dean 2001: 25) Since government is about the conduct of conduct all necessary social technologies are employed to shape the citizen in such a way that he/she is able to practice freedom in an active, self-reliant and responsible way. Workfare or activation policies have in contemporary Western societies been perceived as being the best or only way of pursuing these goals. Both the European Commission and the OECD have recommended a shift from passive to active labour market measures. During the past decade, most European welfare states have adapted some kind of workfare or activation policies in their overall unemployment policy. The new active line in labour market and social policy has been introduced under different names in the different European welfare states. In Norway it has been called "the work line", in Denmark "the active line", in the United Kingdom "welfare to work", in the Netherlands "work, work, work" and in France "RMI" (Revenu Minimum dÍnsertion). These active measures have become of prime importance in reforming the welfare systems and in stimulating or forcing labour market participation of unemployed and other social benefit claimants (Oorschot 1999) .
The apparent parallel international trend in activation policies does, however, not follow a common track and activation policies do not lead in the same direction. Activation is a general and imprecise concept, which have very different national meanings, backgrounds and implications. Furthermore, it is often misleading to treat activation and workfare as one and the same thing, because workfare and activation in principle refer to rather different approaches and strategies. Activation policy are in some ways close to active labour market policies since the main objective is to create possibilities for re-integration on the labour market through participation in training, education, activation projects etc. Workfare is primarily based on forcing unemployed people to take up a job or training. In practice, however, the opportunity and the sanction approach are often combined using both the carrots and the sticks in making unemployed people work (Kosonen 1998 ).
The notion of workfare covers a wide range of institutional realities (Gallie 2000) . In a study of six countries (Denmark, France, Germany, the Netherlands, Norway and the UK) it was shown that definite but shifting ends and with a diverse set of relatively unpredictable consequences, effects and outcomes." (Dean 1999: 209) most schemes departed from a pure workfare model in several ways. Firstly, "work-for-benefits" was only one of the alternatives that unemployed people were offered, since opportunities for employment in subsidised jobs with higher earning than the benefits or with a normal wage was also an option in most schemes. Secondly, in most cases the unemployed would not lose all of their welfare benefit for non-compliance (Gallie 2000) . On the other hand, activation policies represent a major shift by bridging the spheres of social policy and active labour market policy, which in most EU countries previously have existed as separate spheres. However, there are major differences between the EU countries in regard to the comprehensiveness of the schemes. In the Netherlands the magnitude and diversity of measures are probably larger than in any other EU country Møller 2001, referring to Hespanha and Hansen 1998) ). In Austria and in Germany where workfare traditionally has not played an important role in relation to social assistance claimants activation policies have become much more important in the 1990's (Hanesch 2001 ). In the Southern European countries activation policy is of recent date, modest in scope and with major regional differences (Gallie 2000 , Hanesch 2001 , Lind and Møller 2001 .
In general it is possible to distinguish between two different approaches to work fare in relation to social assistance schemes (Hanesch 2001 , Lødemel and Trickey 2000 , European Foundation 1999 and OECD 1998 . The first approach is primarily focusing on restricting the access to social assistance and this approach is based on the view that welfare recipients are dependent on welfare.
The second approach emphasises the importance of developing the social assistance claimant's "human resources" and providing opportunities for labour market participation in stable employment. The second approach is close to the traditional active labour market policy approach which combine a balanced focus on both demand and supply side while the first approach is becoming more and more dominant in welfare reform discourses and practices both among the OECD and EU member states. 7 Workfare or activation policies are therefore designed differently according to chosen approach. However, most national schemes stress both functions and employ a combination of disciplining and enabling measures.
Seen from the perspective of the Nordic countries and especially Sweden the work line is not of recent date. The commitment to maintain full employment has been strong in Sweden since the 1950's and Sweden has until recently used the main part of expenditures on labour market policy on active measures (Jensen, Larsen and Olofsson 1987) . In general the Nordic countries have sine the 1960's been among those countries that have spend most on labour market policy measures. In terms of the percentage of spending used on active measures Denmark and Finland have moved closer to Sweden, and Norway have even overtaken Sweden in the late 1990's. Even though elements of the so called Schumpeterian workfare state (Jessop 1994) have been introduced in the Nordic countries during the 1990's the Nordic work line is, according to Kosonen "… still less coercive and the benefits are more generous than e.g. in the British or US systems. " (1998: 14) However, especially in Norway it has been emphasised that employment is both a right and a duty and being unemployed for even a few weeks is considered as an evil (Lødemel and Trickey 2000) .
Workfare and inclusion
What are the outcomes of workfare or activation policies in terms combating poverty and social exclusion? Berkel (2001) argues that passive and active social policy measures have different objectives since they aim at inclusion in different domains of society. Passive measures supply people with financial means to survive without engaging in people's activity or network patterns. Active measures are directly concerned with people's possibilities of participation in different domains. However, active and passive measures are interrelated since they -although in different ways -are about survival and participation, and in practice active and passive measures are often combined. But recent reforms are more about replacing passive with active measures than combining them, for example in the Netherlands. In other cases where income maintenance policy does not exist for certain groups, for example young people, active measures are implemented instead of passive measures, for example Revenue Minimum d'Insertion in France. In the Nordic countries the receipt of social assistance is conditional of participation in activation measures.
Generally active measures build on the assumptions that unemployment leads to social exclusion and perhaps poverty while waged work leads to inclusion. These assumptions have been challenged in several ways. First of all, there are other roads to inclusion than waged work, for example voluntary and community work. Not all unemployed people are or feel them selves excluded from other domains of social life (Gallie 1999 , Hansen 2001a , Berkel 2001 , Halvorsen and Johannessen 2001 , Goul Andersen 2001 . In a critical review of the Nordic workfare policies, Kildal (1998) argues that activation is not a question about economic, social or political integration, because the Nordic welfare states to a high degree protect citizens against these types of marginalisation, and several studies have shown that there is no automatic relation between unemployment and economic, social and political marginalisation. Therefore, activation policy is more about "moral integration" and "moral competence" -that is to prove an inner willingness to work (Carstens 1998) .
Although Kronauer (1993) on the one hand points out that "… we can no longer assume a single or even merely a dominant pattern for the experience and assimilation of unemployment" (p. 6), he maintains on the other hand that '… the variety of experiences and ways of coping with unemployment still reflect the socializing power the social institution of gainful employment has over those who have been temporarily or permanently excluded from it." (p. 8) Studies of the effects of activation policies, however, point at limited effects in longer-term employment stability and in the quality of the jobs that people obtained. The targeting of long-term unemployed and especially partially disabled social assistance claimants with micro-politics has not in general been a successful approach in terms of labour market integration. Many participants in activation projects are locked in and circulate from one project to another (Berkel 2001) . Helping people to find a job does not automatically mean that they will achieve social integration, because social integration, for one thing, "… is likely to be heavily conditioned by the quality of the jobs they get." (Gallie 2000: 11) The types of activation offer given to the clients very likely obscure socialising the citizen to be committed to work. The clients are often offered temporary, low qualified and poorly paid jobs, which they perceive more as a punishment than as an opportunity. Pulling the social security benefit net away and replacing it with activation policies, which have shown to have limited effects on combating social exclusion, is a punishment and not a helping hand to the long-term unemployed. As surveys show this punishment can not even be legitimised by lacking work motivation among the unemployed.
Several studies have pointed out that participation in activation projects and training activities has to be tailor made to the single unemployed individual if it is to be successful. However, according to Standing (1999) in most cases this is not how activation policies work since most of them are solely work orientated and paternalistic. Focusing solely on inclusion through labour market participation often prevent that the unemployed participate in activities outside the labour market. In cases where more individualistic approaches are used it is seldom that the unemployed has a real say on how the activation process is planned. On the contrary, individualistic approaches are often used to decide weather the clients meet the conditions for participation in activation projects or not and to motivate those who meet the conditions. However, for those unemployed who are more or less permanent participants in activation project there is a real danger of further marginalisation because their expectations of developing useful qualifications and mobility possibilities are disappointed. In a survey of workfare policies in the EU countries it is concluded that "… instead of stressing on individual responsibilities and obligations, the demand for 'active' policies should be understood as the necessity of an anti-poverty strategy at national as well as local level. It must become clear that the welfare state has to play an active role in the fight of poverty and exclusion and that long-term economic and social productivity of the welfare state goes far beyond short-term costs." (Hanesch 2001: 13-14) The turn from passive to active labour market and social policy in Denmark
Since the beginning of the unemployment crisis in the mid 1970's several schemes has been implemented in Denmark to reduce unemployment. Up until 1994 the Job Offer Scheme (introduced in 1978) has been the most important instrument to secure that the long-term unemployed did not lose their right to unemployment benefits. In 1985 the Job Offer Scheme was supplemented with the possibility to receive an enterprise allowance or an educational allowance. In 1988 an Educational Offer Scheme was introduced.
8 After participation in a job offer the unemployed could continue to receive unemployment benefits. In principle, an unemployed person eligible for unemployment benefits could from his/hers 18 years of age and until the age of 60 years by turns receive unemployment benefits and job offers. The Early Retirement Wage Scheme was introduced at the same time as the Job Offer Scheme and its goal was mainly to pull elderly unemployed people out of the unemployment insurance system. Unemployed people aged 60 years were forced to go on early retirement wage, while it has been a voluntarily early retirement possibility for employed people aged 60 years and above. However, the Early Retirement Wage Scheme was used of many employed people and it is estimated that the retirement of employed people did create some space at the labour market for young people (Andersen and Larsen 1993a) . During the 1970´s and 1980´s the active part of the Danish unemployment policy was primarily designed in such a way that it secured the long-term unemployed peoples' right to maintain their unemployment benefits.
In the 1980´s, some social scientists pointed out that the Danish labour market and social policy was too passive in relation to unemployed people (Andersen and Larsen 1989) . Many able-bodied, work motivated and well-functioning unemployed people were kept on passive public support for years or circulated between benefits and job offers/education offers without the prospect of stable integration on the labour market (Larsen and Andersen 1993a) . Especially, insufficient active approaches towards those young people who were not able to enter the labour market due to high unemployment in the early eighties was a major factor in the creation of "the lost generation" (Socialkommissionen 1992) . About 15 percent of those young people who entered the labour market in the early eighties remained on public support during the 1980´s and early 1990's. Many of those who were constantly on public support during the unemployment crisis still remained on public support when unemployment radically decreased from 1994 to 2001.
9 Accordingly, the integration of young people on the labour market became one of the most crucial factors in the debate about transforming unemployment policies from passive to active policies.
Some argue that the paradigmatic change from passive to active labour market and social policy took place in 1994 when a new labour market reform was introduced by the Social Democratic government. However, the shift from passive to active unemployment policy was underway since the late 1980's (Andersen and Larsen 1993b) . In 1988, the Prime Minister of the right wing government, Poul Schluter, proclaimed a "new social vision". The basic principle of the new social vision was that all social security benefit recipients, who are able-bodied, should be employed. Those who were supported by the state had to accept work, if society was to support them but "The wage given [for the work] has to be so low that people can just get by. It should not be so high that it becomes a permanent solution." (Schluter 1988) This proclamation about "work for the dole" signalled a shift in the right wing government's policy since it until then had been opposed to offensive employment policies. Among other things, in 1982 the right wing government abolished the Job Creation and Youth Guarantee Schemes that had been introduced under the former Social Democratic government. Until the late 1980's, the right wing government was convinced that the market forces basically it self would be able solve the unemployment problem. But the rising unemployment from the mid 1980's challenged this view and furthermore the rising unemployment challenged another basic ideology of the right wing government: that the unemployed and others of working age should not be supported passively by the state over a long period of time.
The so-called "Sauntehus proposal" in 1990 later on led to activation efforts for the 18 to 19 years old. Those efforts to activate the youngest clients in the social assistance system triggered of what was later know as the "active line" in Danish social and labour market policy. Gradually the activation efforts were expanded and in 1992 the Parliament passed the "Activation Agreement" according to which, among other things, all unemployed people under 25 years of age on social assistance benefits had an right and an obligation to take an activation offer. If the activation offer were refused the unemployed youngster would no longer be entitled to benefits. However, the labour market reform in 1994 concerning unemployed receiving unemployment benefits and the labour market reform in 1996 concerning unemployed receiving social assistance however constituted the peak of the new active line. Social Democratic governments implemented these reforms. The maximum period for receiving unemployment benefits was reduced from about 10 years to 7 years, in 1995 to 5 years and recently to four years. These 4 years are divided into two periods: the benefit and the activation period. The duration of the benefit period is one year and the duration of the activation period is three years. In the activation period the unemployed person has both a right and an obligation to receive different kinds of job training and education offers. If the unemployed person do not get a regular job during or after the activation period he/she loses the right to unemployment benefits and is dependent on social assistance.
The labour market reform also altered the administrative system. 14 regional labour market councils were created to take responsibility and to have the competence of the activation of the insured unemployed people. The regional labour market councils have a whole range of policy options in their command. The individual "action plan" is one of the most important policy instruments. 10 The unemployed person has both a right and an obligation to have an action plan. The action plan is a contractual-type agreement between the unemployed person and the system. The action plan defines the goal of the activation period and it determines the means by which the goal is to be reached.
The municipalities have command over similar instruments in their efforts to activate unemployed social assistance claimants. Social assistance claimants also have a right and an obligation to reach an agreement with the social worker about an action plan. A difference between unemployment benefit recipients and social assistance recipients is that social assistance recipients can participate in activities that are not strictly labour market oriented. Some social assistance claimants are perceived as too resource weak (having other severe problems than being unemployed) to participate in normal job training and educational measures. They participate in what has been termed "social activation" aiming at improving the quality of their lives.
11
The Danish activation line: governing with the sticks or the carrots From 1995 to 1999 there was an increase at 25 per cent in the number of unemployed people participating in activation measures and in the same period the number of unemployed dropped considerably. This development shows how strong the political commitment is to activate unemployed people. However, many of those who remained unemployed during the employment boom are characterised by having other problems than being unemployed. Therefore, the pressing questions are what are the limits of activation policy and when does activation policy runs counter to its intended goals?
The interpretations of the labour market reforms among social scientists have been rather diverse. Some have seen the reforms as enabling while others have seen them as coercive (Jensen 1999) . Among those who are primarily critical towards the activation line Hansen et al. (2000) , for example, argue that the contemporary workfare line mainly has to be explained by the fear of the Social Democrats that a growing part of the Danish population will no longer support the welfare state. In this case "Workfare policies are important for maintaining and legitimising a relatively high level of unemployment benefits, but also a necessary remedy for avoiding neo-liberal solutions for labour market regulation." (Hansen et al. 2000: 16) Furthermore, Lind and Møller (2001) claim that "The concepts -paradox problems, structure problems and bottleneck problems -and the argumentation has changed in the course of time, but the problem seem to be the same: the supply of manpower is insufficient to satisfy the buyers' need for cheap labour." (p. 10) Among those who are primarily positive towards the activation line Torfing (1999) , for example, argues that Denmark has adopted an offensive workfare strategy, which is disarticulated from the British and American counterpart. According to Torfing, the Danish workfare strategy has, for example, put significant 10 Action planning and learning-centred forms of pedagogy are techniques used to involve the subject to take an active role in the management of their own training and well being (see for example Dean 1995) . Training and life long learning are central in the process of maintaining skills in a situation where labour marked conditions are more and more flexible and insecure and where the notion of stable careers is fast disappearing. emphasis on activation rather than on benefit and minimum wage reductions, on improving the skills and work experience of the unemployed rather than merely increasing their mobility and jobsearching efficiency and on empowerment rather than on control and punishment. Furthermore, according to Jensen (1999) no unemployed person is, in principle, subject to meaningless activation.
Judging the active line as either enabling or coercive seems, however, to be an oversimplified or a misleading judgement since the evaluations of the activation line to a high degree are based on the chosen focus of the observer. Perspectives and conclusions seem to be highly dependent, for example on weather the focus is on activation of unemployment benefit recipients or on social assistance recipients and on short-term unemployed or on the most vulnerable of the long-term unemployed.
For one thing, there is a great variation in the employment effects of activation offers. In general, aggregate evaluations of the effects of activation show that among those who received unemployment benefits in 1995 about 50 % were not receiving public support three years after their activation offer ended, 20 % received unemployment benefits and 8 % were in activation. A few percent received social assistance or early retirement pension (Hansen 1999) . Evaluations also show that the employment effect of activation among the short-term unemployed receiving unemployment benefits has been markedly improved during the latter part of the 1990's.
12 Among the long-term unemployed recipients of unemployment benefits there have not been an improvement of the employment effect of activation. However, today a much higher percentage of these are now receiving activation offers (Langager 1997 , Arbejdsmarkedsstyrelsen 1999 ).
Among those who received social assistance in 1997 23% were in ordinary jobs and 21% in education a half year after they ended their activation offer. 26 % were in activation and 29% unemployed (Weise and Brogaard 1997) . Among those who received social assistance in 1995 about 40 % were not receiving public support three years after their activation offer ended, 10 % received unemployment benefits. About 15% received other kinds of public support, for example sickness benefits or early retirement pension, about 20 % were in activation projects in the municipalities and about 20% received social assistance (Hansen 1999 ).
Since 1994 the number of social assistance claimants has decreased, but those remaining clients are characterised by having long-term spells of social assistance (Filges 1999) . The long-term social assistance recipients seem to get stocked in the system. Many of the long-term recipients who leave the system return again after a period of time. The re-cycling of long-term unemployed, which characterised the old Job Offer Scheme for insured unemployed now seem to be repeated in the social assistance system for long-term recipients. Since work in activation projects no longer qualifies for entrance into the unemployment benefit system the long-term unemployed on social assistance remains in the social assistance system if they are unable to get a normal job. 13 12 However, it is difficult to conclude weather activation measures in them selves have been successful or not since it is impossible to know how the conditions of the unemployed would have been if they had not received an activation offer -especially in a period with growing employment rates. For an extension on this argument see Hansen (2001b) . 13 The most successful activation offers is job training in private firms and the least successful are job training in public agencies. The reasons for the low success rate in public job training are one the one hand that the most vulnerable unemployed are placed here and on the other that public agencies are not able to employ those activated after the activation period has ended.
For a large group of marginal unemployed people it seems that it is almost impossible to activate them in normal conditions due to the presence of severe social, psychological or health problems. Exactly for this reason the totalisation of the Danish workfare line seems to express a paradox, since unemployment has decreased considerably in Denmark during the nineties. Particularly when this new legislation is applied to social assistance recipients there occurs a shift from a right and objectively based judgement of whether the person is defined as unemployed or not, to a means tested judgement. Now the social assistance recipient has to show motivation and inner willingness to work (Olsen 1999) . The personal judgement of the caseworker of the recipient's willingness to work has been called "a black hole of democracy", that is a situation where normal democratic procedures are out of work (Carstens 1998) . The two often contradictory principles behind the activation legislation, to uphold common norms and values of the work ethic and to strengthen the individual client's possibilities for autonomy and (self) development, are weighted differently from one social office unit to another and from one caseworker to another. The treatment of recipients therefore varies greatly depending on where and by whom the recipient is treated. In principle the client and the caseworker have to agree on an "action plan" which outlines what is to occur with regard to education, job training etc, and when it should happen. The client's personal situation and wishes have to be taken into consideration and negotiated. But in the end the caseworker can make a decision and has the power to deny further social assistance if the client refuse to co-operate and agree on the "action plan".
Especially in relation to social assistance claimants there has been a series of critical and mainly qualitative studies of Danish activation measures.
14 However, even the most critical studies of activation find it hard to conclude that the consequences for those activated are all but negative. Many clients are ambivalent about their activation . The overall assessment of activation from most people in activation projects is that their wellbeing has improved during the period they have been activated. They do especially experience positive effects in relation to their social life and working life. However, there is no consensus among the unemployed about positive effects on their economic condition and on their leisure time. In relation to political participation most do not experience any changes (refer for example to Langager 1997 regarding unemployed receiving unemployment benefits and Weise and Brogaard 1997; Socialministeriet 1991 and Engelund et al. 1992 concering unemployed receiving social assistance). Generally speaking, it seems that what is important for most clients is when activation establishes time and space regularities in their everyday life, and when they experience social contact and communion with other people during the day.
15 Also attempts to reduce or eliminate forced aspects of activation programmes and to create trust and respect between clients and the employees on the projects are of prime importance (Jensen and Pless 1999, Olsen et al. 2000) . It is crucial to meet the at risk groups on their own terms and respect their lives without making an ideal out of an at risk lifestyle.
Weather the activation projects have the characteristic of forced workfare or of care and help for the individual client depends to a high degree on how the legislation is implemented locally. The importance of locality is, however, not only related to differences in local "activation regimes" and to differences between caseworkers, but more fundamentally to the composition of the local population. Unemployed and marginal people are not evenly spread out in the social space. Some local areas and city districts have a high concentration of unemployed and marginal people while others have few. In the following results from a study of activation policy in a local area with a high concentration of marginal people is presented.
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Governing the souls at the margin By Danish standards, Kongens Enghave is considered to be an extremely disadvantaged area. This city district in Copenhagen has the highest percentage of unemployment in Denmark and the average income is very low. One third of the population between 16 to 66 years of age is outside the labour market and most of these receive long-term or permanent public support. Furthermore, more than 20 percent of the population is above 65 years of age. The district is often seen as and described by those outside of it, but also by its own inhabitants as being socially disadvantaged. At the same time, however, Kongens Enghave represents a lively civil society with many active organisations as well many formal and informal social activities. Kongens Enghave can more precisely be understood as a traditional local working class community within a post-traditional and post-industrial metropolis. Typically many of the local inhabitants that have lived there all or most of their lives see many good qualities associated with it and want to stay living there (Bille and Lund 1979, Gut 2000) . This is not least due to the fact that most people still perceive Kongens Enghave's public spaces as friendly and communicative. But as in many other deprived districts of European cities, Kongens Enghave is experiencing a "crisis of reproduction" of the working class and its culture (Fowler 1996) and this especially apply to unskilled working class men (Andersen and Larsen 1998) .
Risk communities and social work
The crisis of the reproduction of unskilled male worker's life world is both a structural and a personal one. The lack of unskilled wage work and many years on public support often combined with the splitting up of families and living through identity crises have produced risky and deviant life styles among certain marginal men. In the public discourse these risky life styles are highlighted as risk communities. Among these risk communities are homeless people, drug addicts and alcoholics. Some of these people have more or less since their childhood -not least due to neglectbeen in precarious conditions and have never entered into "normal" living arrangements. These risk communities are often also highlighted as those that are the most difficult to reach by public social policy. People living in risk communities are increasingly dealt with by a closer co-operation between public and volunteer organisations.
Public social work is subject to political determined working parameters and has in many ways very different working conditions compared to voluntary social work. However, often the two are seen as complimentary -each with its own issues and ways of dealing with them. It is especially in social work with certain marginal groups, such as the homeless and mentally ill, that voluntary social work is perceived as much more effective for establishing contact and providing humane care compared to that offered by public social arrangements. At least this is the way that the relationship between public and voluntary social work is primarily viewed from the political perspective (refer to Socialministeriet/The Ministry of Social Affairs 1997 and 1998). However, this apparent complementary relationship between public and voluntary social work is not only of a symbiotic nature, but also takes on contrary aspects when it concerns integration of certain groups of marginal people. The social life of many marginal people in Kongens Enghave is closely associated with those drop-in centres that are run by volunteer organisations as well as other meeting places for marginal people in the district. Their social integration is here particularly dependent on their degree of marginality and lack of self-sufficiency. On the other hand, the basis for their maintenance is dependent on their role as client at the local Social Security Office, and the primary objective of public social work is to create a normalised integration such that marginal people can provide for their own living. This is especially manifested in the activation policy. Thus the success of public social work is also dependent on whether marginal people can be moved out of those marginal communities that they move within and feel particularly part of. In this sense there is clearly dilemmas and tensions in the different approaches to the "politics of marginal space"; that is how to governing the souls on the margin (Larsen 2001 and 2002) . With regard to this task the staff at the local Social Security Office feel as if they continually run into a brick wall. This is because that in Kongens Enghave there is a particular group of men who are very difficult to separate from the marginal communities they belong to. These men are described as "heavy cases" by the social workers, and are seen as being more or less outside the reach of regular social work practices. In Kongens Enghave's Social Security Office, the label "heavy cases" is applied to those clients that seem remote from the social workers perception of normality, and who are seen to be very difficult to do anything with. The "heavy cases" appear almost all to be men, and are characterised as "poor fellows" that have lost their jobs and families, and most are heavy drinkers or have other drug dependencies. Simultaneously, the social workers feel that they do not have the methods, tools or social technologies, which is required to help or influence these men to change the way they live their lives.
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The social workers establish a certain "regime of truth" and thus a particular self-perception within the Social Security Office, which in turn determines the internal systemic relationships and the systems relationship to the external world. In addition a "regime of practice" (Foucault 1991) develops which simultaneously excludes both the images of reality of the "heavy men" and establishes them as deviants. At the same time the exclusion also becomes a condition for inclusion in the social security system. By defining some clients as "heavy cases", they are allocated to a special area, to the "heavy cases division" as it is called internally at the Social Security office in Kongens Enghave, and they are included in a particular discourse about what the system can do with them in relation to, for example, how they can most appropriately be activated. With the latest changes in Danish activation policies since 1998, virtually all registered unemployed people of 18 to 60 years of age have to engage in an activation programme, irrespective of their age and other social problems. Thus activation will eventually become a reality at some point or other, for the large and mixed group of marginal people in Kongens Enghave, irrespective of the type and severity of the social problems they have. The only exceptions being early age pensioners and clinically diagnosed mentally ill people. Everybody must therefore be self-sufficient, self-directed and take joint responsibility for their own life and for others in the community. On the other hand, there is an increased awareness, not least among certain local institutions and professionals, of the difficulties involved in the attempted normalisation of all people. The mentally ill, drug addicts, alcoholics and the socially handicapped can not in the short term be easily and cost effectively -if at all -socialised and included in the normal labour market, family or social networks.
However, especially the discourse on the "heavy men" in Kongens Enghaves Social Security Office reflects a universe which seems to be more defined by rules and regulations and social technologies that the administration has at its disposal rather than an attempt to determine the needs and living conditions that these men are experiencing. One of the reasons why the social workers find it impossible to deal with these men constructively is because of their expressed lack of knowledge about their background, lives and the local community that the men live in, and the drop-in centres and places-to-be that they utilise and feel a sense of belonging to. Even though the social workers will not expressly define anybody as non-treatable or impossible to work with, in practice it is often a different story -in that many of these men appear as "parked", waiting for help, or put on hold types of cases.
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Another reason for why the Social Security Office in Kongens Enghave seems to suffer from a "heavy cases syndrome" is that there has not been a change in the perception of how the marginalization phenomenon has changed from a time of high unemployment to the actual present situation where there is a relatively low level of unemployment. The makeup of the client group has changed significantly from the middle of the nineties to the present. Where many of the clients in the past mainly experienced the problem of unemployment, then the majority now exhibits a combination of a number of social problems over and above unemployment. Consequently it also becomes more difficult for the social workers to come up with convenient and easy "successes". At the same time, the individual social worker experiences the paradox projected by the present day activation policies. In addition to the level of unemployment falling, the activation policies now also address increasingly more diverse groups. All people of working age whom are not ill or early pensioners must be activated. However, individual social workers experience the fact that "heavy men" are very difficult to activate. This is firstly due to the fact that the well known and acknowledged methods of activation policies -and the actual practical utility of these -has little in common with these men's practical sense or the habitus that a person has internalised (Larsen 1999) . Secondly, it is debatable whether activation is a useful and considerate method for addressing the type of social problems that this group of clients experience (Smed 1999) , for example to use activation as a treatment of alcoholism.
Activation policy in Kongens Enghave
The contemporary type of activation that is present in the local activation projects does not primarily function, in any shape or form, as a springboard or step towards entry to the regular labour market. Most of those people that are activated in the local projects are a long way from being able to enter the regular labour market. Before people have progressed to the stage of being involved in a local activation project there has occurred a "creaming-off" process. 19 The unemployed who find it relatively easy to find work and/or are motivated towards education, very rarely end up in the local activation projects. Thus the local activation projects are mainly composed of people that are unemployed and have received benefits over many years. In many ways the activation projects actually function as drop-in centres rather than labour market measures.
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When most of the people interviewed in Kongens Enghave express relatively high satisfaction with the activation projects (similar to results from surveys mentioned earlier on in the paper), then it is not because of the outlook to better prospects in the labour market or increased income. The main theme of stories about activation concern a sense of importance, meaningfulness and improved qualifications on both a work related and personal level. However, for many of the "heavy men" these positive effects of participating in activation projects do not continue when they repeatedly is ordered to do time in activation projects. In these cases activation appear as empty ritual acts.
Activation as a Reinstatement Ritual
Many of the current activation efforts, and particularly those that are rolled out under the banner of local "social activation", can be seen as ritual acts or rites of passage. 21 This ritual passage is a symbolic transition process that incorporates a separation from a marginal position in relation to a reinstatement back into normal community life -especially working life. A person needs to go through a type of initiation ritual to move from one type of existence to another. In primitive societies this process could for example, in moving from being a youth to becoming a man, include a physical separation from the rest of the community and a removal of all one's prior status and identity. This concerns a liminal or marginal phase, where a person exists in an uncertain situation between two phases. In this context, activation can be seen as a ritual that marginal people need to pass through to move onto a new type of life -and be able to preserve their right to means of existence provided by society. The clients at the Social Security Office are forced to participate in this rite of passage to be able to maintain their livelihood. As work has taken on an almost sacred status in today's society then the ritual passage of activation acts as a cleansing and transition process with the purpose of having the activated person symbolically and practically demonstrating the will to change status from being a marginal person to becoming a potentially wage earner. Activation is thus both a transition and an integration ritual. The screening gate or the "Job House", as it is called in Kongens Enghave, that marginal people need to pass through -and the way in which they are differentiated, categorised and passed out to various types of activation and training activities -can be seen as the preliminal ritual whereby marginal people are gradually moved away from the world in which they used to live in. The activation project and the activation space functions as a liminal space and time zone. The activated person is situated in liminal space and time between the marginal situation and the normal situation as self-sufficient. The activation place and the period of activation establish a symbolic and spatial place, which is indicative of a changeover phase.
It is important to emphasise the duality of the activation ritual, in that its purpose is not only to strengthen the sacred status of work, but also to function as a cleansing of the marginal person. So that the rituals, and the conduct of conduct that they are trying to elicit, can function according to the plan, then it is critical that it is not just a symbolic game, that confirms the normal world of work's sacred status, but that the marginal person embodies and acts out according to the rules of the game. The ritual is meant to provide purpose and identity to the person who goes through this ritual passage. If agreement does not exist between the activated person and the system, which tries to implement this ritual ceremony, and if both parties are not familiar with and follow the ground rules of the game, then the activation will not have the desired behaviour-altering effect. In this case, the critical phase of activation is first, that the actual implementation of the process is meaningful to the activated person, and second, most importantly, that the post-liminal rituals actually result in integration into the real labour market -as is the prime objective of activation. Should this phase fail, then the person is returned to a marginal status and thus forced to pass through the same rituals at a later date. For those people who time and time again go through the activation rituals without moving across the line between post-liminality and integration, a sense of increased marginality results. A further reinforcement of someone's inability to move on in life has then forcefully been demonstrated. When the goal of the ritual act is to pass over the line that activation highlights, and when this goal is not reached for many participants in the activation projects, then the result is deep frustration on behalf of all those parties involved in the activation ceremonies. Most of the marginal men repeatedly involved in activation projects do not experience their time in activation as a passing over situation, in that most have low expectations and even fewer of them obtain regular work afterwards. Their experience -in contrast to most of the activated women who were interviewed -is not that they gain new qualifications and skills that they can use in the regular labour market, or for that matter in other areas of their life. Actually most of these men feel that the Social Security Office has refused to help them with courses and training which they themselves feel would help move them closer to the regular labour market. It is particularly middle-aged men with practical experience that feel as if they are treated as children by the managers of the activation projects they are engaged in -and the instructors on the projects also lack the skills to oversee, plan and give directions in the work that needs to be carried out. Thus, these men have little respect for the organisational set up of the activation projects, and they also see their involuntary referral to the projects as a lack of respect for them as people -and at best, as a waste of time. In their situation, activation appears as empty rituals and a display of power. Some of these men have developed a strategy to avoid activation -or as they themselves put it: "to take a break from the system". At times they move to municipalities that are know for not being very proactive as far as activation projects are concerned.
Empowerment as social technology
As a response to some of the frustrations present at the activation projects in Kongens Enghave, an understanding has developed among the project managers and instructors, that is, that the activation projects must have an empowerment approach where the people to be activated are included in the decision making processes and thus gain more competencies and self-esteem.
Empowerment was originally defined as a remedy and a process whereby powerless and disadvantaged groups could attain power and self-determination. However, the empowerment concept has in recent times enjoyed a ripple effect -and in the various forms in which it today exists -it is being applied in the management of both public and private firms, as well as in social work with marginal people. Cruikshank (1999) has demonstrated how empowerment -understood as a instrument used to combat social exclusion and powerlessness -can be compared with other instruments and social technologies, in that the intention is to influence people's behaviour and thus improve their ability to deal with their situation so that they take more responsibility for their own and others' lives. As a social technology, empowerment is a way of acting in relation to others' actions. Empowerment is something that professional facilitators need to help marginal people deal with, such that they manage to gain control over themselves and their lives. Empowerment is no longer something that marginal and underprivileged people are fighting to attain, but something that others are trying to apply to marginal people (Baistow 1995) . Empowerment is therefore not only a question of whether marginal people gain the power to change the existing order of things, but also to create order. This is a form of governmentality that works through and with, rather than against, marginal people's subjectivity's.
Project managers and instructors have expressed the opinion that here is a need for more active participation by activated people in the decision-making processes, for example, such as asking them to appoint a spokesperson. However, the activated people have stated their right not to be made "empowered", that is, they do not want to be part of representing a venture where their rights are being taken away from them. First, they feel that they cannot influence, or gain influence in determining the pay and working conditions that would be in place under activation projects. Second, they are forced to participate. Third, some people feel as if they are only casual workers, in that they after some time are forced to leave the activation project again. In effect, they are laid off from the project. Even for those who initially did not have a negative attitude towards activation, end up with limited enthusiasm for such projects and the conditions under which they are to operate. As one of the instructors on a project called "The Renovation Team" pointed out, an empowerment approach to activation is paradoxical because in reality it impossible to create empowerment when people are not voluntarily attending activation project. Thus it is problematic to construct activation as an empowerment field, when a number of basic rights and possibilities for negotiation are out of reach. Activated people refuse to be "empowered" because they do not want to take on self-determination under liminal conditions where they loose their previous status and identity, and where society does not guarantee them a new status and identity after they have gone through the ritual passage. Many of the "heavy men" find themselves periodically alternating between the local activation projects and the drop-in centres for beer drinkers.
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To be or not to be active?
For most people, having a job is not only a necessity to provide the means of existence but it is also of prime importance for their self-perception, self-esteem and self-identity. Most unemployed people want to work -no doubt about that! In most cases, enabling activation policies may therefore be adequate means to help these people to get back on the labour market. However, it is very questionable if activation is a proper treatment of, for example, alcoholics and drug addicts. 22 There are many places in Kongens Enghave where "beer drinkers" meet. The best known places are the two drop-in centres, the "Carrot" and the "SV Drop-in Centre", established by voluntary social organisations but managed by the beer drinkers themselves. The story behind the two self-organized drop-in centres is about attempts to get the beer drinkers off the streets. It is about establishing separate places-to-be for a group of people that did not fit into any of the other spaces in the city district. But it is also about communities that are based on the idea of having a chat and a beer and of caring for each other.
Seen from the perspective of labour market integration activation policy has not been successful in relation to such kinds of marginal people. Seen from the perspective of the marginal person activation policy may even reinforce their marginal position in that many activation projects for social assistance claimants produce a sense of personal failure and frustration. For physical and psychical vulnerable people there are numerous cases of activation causing an aggravation of their health conditions and of their quality of life. Furthermore, when social workers are forced to manage their clients in terms of making them "active" they may neglect or be unable to employ other and perhaps more relevant social technologies to achieve desirable behavior-alterng effects. In the contemporary politics towards certain groups of marginal people there seems to be too much emphasis on activation and too little on the caring part of citizenship. However, there probably always exists a delicate balance between efforts to activate and to care for marginal people. The pressing questions are: when are activation or caring measures appropriate and how can activation or care be applied in such a way that the clients personal lives and backgrounds and their own selfperceptions of problems and possible solutions are taking seriously into consideration by the welfare and workfare agencies. Social policy institutions are, however, not dealing adequately with such challenges today -not least because the focus of policies and, accordingly, social workers are mainly on labour market integration.
